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PREFACE 

Having been exposed for a relatively short time to the 
concept of '"'omptr oiler ship, I have of necessity spent a con- 
siderable portion of my time re-orienting ay thinking on the 

subject. Because of my recent naval experience as Public 
Works Officer at n medium size naval shore- station, where a 
comptroller organization was established a few months prior to 
my detachment, the impact of the comptroller ship idea as 
adapted to shore stations in the Navy has intrigued me. 
Accordingly I have addressed myself to the task of examining 
the effect o r this newcomer to the scene, the Comptroller, on 
the role of Public Works Officer at the typical Navy shore 
station. 

My primary reason for examining the interrelationship 
between the Public Works Office”' and the Comptroller has been 
to clarify my own thinking concerning comptroller-chip. More 
th n n three ye-irg' duty as a Public Works Officer, plus many 
more in close contact with public works matters, has served to 
acquaint ale intimately with the -ole o r the Public Works 
Officer, his functions and his prcbl'-mr. In contrast, tny con- 
tact with comptroller ship, its goals, and the methods by which 
it is practiced has b°cn extremely limited. 'ooordingly, I 
have been obliged to draw heavily on the views of others fo^ 
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in r orraatlon concerning the r 'un1amontal functions of the 
fcmptroller and his position within the organization. Although 
s majority of the published material on comptroller ship per- 
tains to its applications in private business, I feel that the 
basic relationships equally applicable to military organi- 
zations. Therefore I have used such material no appeared 
suitable regardless of whether it pertained to military or 
busings:* organizations. 

‘n additional purpose for this study has been to assist 
others in understanding better the r lr of comptroller chip. I 
have observed, as have most of the members of the current Navy 
Graduate '’omptr oiler* chip Program, that n great many naval 
officers view comptroller* ship with emotions ranging from 
suspicion to contempt. tr rom my own limited contacts, I feel 
that much of this prejudice stems from the fact that comptroller- 
ship ir new to the Navy an? is not understood by a majority of 
officers. It is my hope that by following my line of rcas n- 
ing, others may be stimulated to think in te^ms of the funda- 
mental functions and relationships Involved. 

v . A, ". rooke 
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CH^PT TO X 



INT' OvU^TlON 



fompirollershlp is n new term in the Navy ant is 
apparently not generally understood by many naval officers. 

The te^m has an unfortunate connotation; many people relate it 
automatically with the legalistic and critical examination of 
accounts performed by the Comptroller General and his minions 
in the General Accounting Office. To others the term is 
synonymously associated with controls an’ restraints. r >w 
people welcome having thei^ authority curbed, and in the Navy, 
where the trend appears to be toward ever increasing restric- 
tions, on the freedom o r action of tue in'ividu 1 officer, it 
is not difficult to appreciate how comptrollershlp her come to 
have «. somewhat hostile receptl"n. 

In contrast to the attitude within the Navy concerning 
comptroller ship, th e Congress, as well as the higher echelons 
in the executive branch of the government, appear to view it 
ns a most important means of reducing federal expenditures by 
the elimination of waste and Inefficiency. This feeling is 
well summarized in the report o'" the landers Subcommittee of 
the Cr cnate , 'rm c d C ervlces committee which recently conducted 
an investigation of the implementation o" thr comptroller ship 
program within the Department o'' Defence: 
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It was expected that the comptroller organizations 
would recruit in clear linen of responsibility for 
fiscal management, would furnish a means of obtain- 
ing uniform and accurate budgetary and fiscal data, 
and, generally would provide the mechanism for re- 
view and analysis of ^iecal problems to eliminate 
wast« and inefficiency. 1 



In commenting further on the effectiveness of implementation of 
Title IV of the National Feeur tty Act of 1947 as amended, which 
prescribed the establishment of comptrollers in the department 
of defense, and delineated in broad terras the basic comp- 
trollershlp functions, the -landers committee stated : 
"encouraging as the progress in putting Title IV into operation 

has been in a few cases, it must be recognized that the record 

2 

of the past four years has not been a satisfactory one. ' In 
short, it appears that regardless of whether or not comp- 
troller -hip has the approval and support of naval officers, it 
is here to stay **or the foreseeable future. 

most important factor to be recognised In any con- 
sideration of comptrollerohip, is the foot that this concept 
in no way loeeens the importance of good management by the 
operating official. It is merely one of the means by ?/hlch 
management can be made more effective. allure to keep this 
point in mind can lead to an overly partisan approach on the 
part of proponents of comptroller chip which in turn can further 
alienate the average conscientious naval officer who feels 
that he too has an important management job to do. 



hJ. r '. Senate, Preparedness fubcommittae No. 3 of the 
'■'omoitter on Armed 'VrviceR, Implement at ion o f Ti tle IV Nat- 
io nal Secur ity A ct of 19 47 as amended . 03rd '"on ., 2nd Few ., 
195~57~ 
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At the typical chore station few heads of departments 
have a more complicated management function to perform than 
the Public Works Officer, ^or this reason, a discussion of 
the Impact of comptroller ship on the functions and position of 
the organization of the Public Works Officer, is illustrative 
of the effect the advent o r the '’ompt roller will have elsewhere, 
is in the case of the Public Works Office 1 ", the heads of 
station operating departments will find it necessary to make 
adju stmentc in order to derive benefits from the efforts of 
the Comptroller. 

In the succeeding chapters the positions and functions 
within the typical station organization of the Public Works 
Officer and the Comptroller are considered separately, with 
emphasis on the relationship of each to the roram-onding Officer. 
Although customarily the Executive Officer is the second in 
command, and heads o" departments report through him to the 
'’ownonding Officer, the single title of ("ommandlng Officer is 
used in this discussion to denote both of there billets, i.s., 
the station's top common-. This analysis does rnt purport to 
catalogue In detail the duties of the Public Works Officer or 
of the Comptroller; instead attention Is focused on the broad 
role played by each of these officers. 

The interrelationship between the Public Works end the 
Comptroller are discussed in two stages, first, the potential 
areas of conflict, friction an* aieunderntanllns? arc consid- 
ered, followed by *s discussion of some of the benefite which 
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can be derived by the Public Works 'f fleer from cooperation end 
collaboration with the Comptroller. "Ince human relations play 
on Important port in determining the acti ns and reactions 
between th'-e<~ two officers, and between each an the Command- 
ing arcic*r # T’c^rre ncr to certain of the pitfalls to be avoided 
which have b'pen enunciated by writer# and scholars in this 
field, are included for coneideratl n. 



I 



r HAPT T H II 

J 

The * ole of the Public Works Officer 
Q-eneral .— s head of one of the nr’jor departments at 
the typical naval installation, the Public Works Officer- is 
responsible for an extremely wide variety of functions, rang- 
ing from highly theoretical design studies to such prosaic 
matters as refuse disposal. His broad mission is to maintain 
th'~ station facilities to acceptable standards, to supervise 
n^w construction, and to pr vide essential services cuch as 
utilities, transportation and profcssl nol engineering advice. 
Like woman's, his work Is never done, and as a corollary, he 
never has enough money to accomplish the things he considers 
necessary. His job in often a thankless ~n*, from which, if 
h CT occupies quarters on the station, there ir no escape, since 
the fact that he controls most *f the c~ return comforts makes 
him th*» object of solicitation at all hour?. 

Th« Public Works ’'apartment t a srjorlty of installa- 
tions serves both as a service or auxiliary department, and as 
a staff department. ts its he a , the Public Works Officer is 
under the direct supervision of the '"omman’ing fflcer, and at 
the same time under the functional or technical control of the 
Bureau of Yards and bocks. 
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The Bureau o r Yard p and "'ocke has published^" recom- 
mendations concerning the crg^nisatl n of’ Public Works depart- 
ments r r thr information and gui lance of stations throughout 
the N*vil Shore ^etabliohm* nt . This publico ti an, N* VTOCKT 
TF- ’d-12, enumerates the functions normally assigned to the 
Public Works Officer, and recommends their apportionment among 
the viri up organisational segments f his department. t a 
majority o 4 ' activities the Public Works departments ore operat- 
ing generally in accordance with thee* suggestions, with varia- 
tions tailored to meet local situations. 

aconite the current tren 1 tvwsr the standardization 
of Public Works departments, it is difficult to generalize re- 
garding the duties, of the Public Works Officer. Although the 
broad functions for which he is held accountable ar-- uniform, 
the extent to which he is assigned specific responsibilities 
and authority to act varies significantly. This is to be ex- 
pected since ell ergoniznti ons ar* composed of people who 
approach problems Individually, Thus, it is largely his per- 
sonal relationship with the Commanding f fleer, as well no with 
the heads of the other departments, which ultimately governs 
th , ~ status of the Public Works Officer. 

*e in other vocations, ''’ommanding 'f fleer r, differ 
markedly as to the extent to which th*y are willin’ to delegate 
authority. In discussing this important facet of the executive 

1 U . ^ . ’"‘eportment of the Navy, Bureau of Yards and 
n ocks , rg^nizat i n and rtnf flng of Public Work s d epartments. 
NAVf '"KS TP-Ad-12 (Washington, , 15 '“November 1954) . ~ 
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procese, a teem from rtanford University, who examined in 
detail a number of large business corporations, has observed 
that; " hae of the most challenging problems of management 
is to give authority to those capable of accepting it and yet 

2 

retain control in the hands of those ultimately responsible.' 1 
Naval ~>f ^iccrs do not differ significantly from business 
executives in this regard, and in the case of the Commanding 
Officer of a naval station, the problem of granting authority 
is further complicated by the existence of the many controls 
and limitations on his own freedom of action. 

To^ay the typical Commanding f fleer is required to 

insurr compliance by his organization with a vast number of 

instructions issued by the various echelons within the fepart- 

ment of defense. In private industry it has been recognized 

that excessive functional control can be detrimental to good 

management. In his textbook on administration, Professor W. 

H. Newman of Columbia University has pointed up some of the 

undesirable features as follows: 

There is danger that directions coming from several 
31 or er*-nt functional executives will overburden 
operating people , and occasionally they may even 
c-n^llct with each other. 



r ubet#ntlal use of functional authority tends to 
wea k en the influence of the li ne superv isor . * 0 
more and more orders are received from the func- 
tional specialist, the operating man naturally tends 
to turn to them for interpretation, advice, and 
assistance in carrying out their particular instruc- 
tions . 



? 

P. Holden, L. f. Fish, and H. L. Hnlth, Top Management 
Organization and control (Hew York; McGraw-Hill Book ho., 

1051 J, p . 77. ~ 
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There is danger that the use of f uno t i ms 1 authority , 
will lend to autocratic I nflexible administration . 

Thee® admonishments are applicable in the cose of the Comnr'nd- 
lng Officer o r any naval shore station, and the situation 
which results from the detailed functional control exercised by 
the various Bureaus and Offices within the Navy Department is 
not especially conducive to administrative independence. 

At some stations the fomaanling Officer is generally 
satisfied to permit the Public Works Officer to perform his 
duties with a minimum of direction and review, while at others 
the Public Works Officer is required to justify his actions at 
various stages and to seek numerous approvals. Because of the 
importance of the functions of the Public Works department to 
the accomplishment of the station ’a mission and the well being 
of its personnel, most Commanding Officers take great interest 
in the work of the Public Works Officer, Thus, the tendency is 
toward close supervision by the foumandine Officer, with rather 
a limited degree of discretion granted the Public Works officer. 

financial Responsibilities . -•« »A majority of the problems 
which confront the Public Works Officer have financial implica- 
tions. Whether he is concerned with long-range planning for 
the future development of the station, or evaluating the merits 
of alternative methods for cutting grass, he must ultimately 
think in terms of money. fine? his primary mission is to 
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maintain the station buildings, grounds, end utility systems 
in good condition, he must inevitably evaluate the various 
projects to be accomplished in terms of dollars and priorities. 
Similarly, *11 of the services which it is his duty to provide 
must be thought of in terms of their c jst. In this area the 
Public Works Officer is often in a difficult position in that 
the departments which consume the services he provides arc 
generally not required to pay for them, an 3 hence are relative- 
ly unconcerned about their cost. This is true especially of 
automotive transportation and utilities, for which the Public 
Works tf fleer must obtain the funds necessary to satisfy the 
demand . 

't most activities the Public Works department spends 
■an appreciable portion o*‘ the total fun-^s allotted to the 
'"omm* n ’ in- Officer. Because of the wide v rl>~ty of work per- 
formed, and because m c! ny of the functions * re closely inter- 
relate* with the work of other departments-, shops organiza- 
tion con^ir-tin” of several hundred art ire ne of various trades 
a.« well r ~ laborers, is required. < c Utionally, most of the 
n^w c onrt^ucti ->n and major* non-recurr ing maintenance work is 
normally accomplished by contracts with private construction 
^ienje. r uel / 'o” heatlnr, steam generation, and operation of 
vehi^l«fi and rollin'' stock; electric power, water and sewage 

treatment; ''n 1 telephone advice for the station as a whole 
is n rnally p-i’ fo** by thr Public Wor-kr department. 

¥ueh of the Public Works Officer’s time is spent 
estimating th- financial needs oc hie department. Justifying 
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his requirements In the farm of budgets and special requests 
for funis, supervising the expenditure funds, end revising 
priorities of work because of changes in requirements. One of 
hie most difficult ta'-ks is to insure th r t th^ work of his 
department io properly balanced, and that adequate emphasis 
is placed upon the maintenance of existing facilities. There 
is a natural tonlenc f on the part of the heads of operating 
departments to think in terms of additions and improvements to 
facilities, eg well as embellishments and additional services, 
rather than preventive maintenance. Unless the Public Works 
Pf fleer is effective in selling a balanced program to the 
Commanding Officer, the requests of other departments can 
result in an insufficient share of the available money being 
devoted to such purposes as replacement of deteriorated rail- 
road ties, seal-coating roads and pavements, termite protec- 
tion, etc. 

•n is the case with every official involved with the 
administration of appropriated funds, the public Works Officer 
is governed by n wide variety cf instructions pertaining to 
r the use of funic, r omplinncc with the voluminous instructions 
on this subject which have been issued by various echelons 
within the department of T >fenae is the responsibility of th» 
"ommand In." Officer* h*' holds hie heads of departments respon- 
sible for . Pnerence to those instructions applicable to 

their operations. The Public Works Officer thus must keep 
abreast of the instructions concerning the propriety of expen- 
ditures by his department and particularly those prescribed 
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by the Bureau of Yardc and ^ockc. .VI though very few statl ns 
are under the management control of this Bure u, i majority of 
the Public tforks Officer' s functions arc under its technical 
or functional control. In discharging its responsibility^ for 
delineating standards. for the maintenance of the naval Shore 
Establishment, the Bureau of Yards and 1 'ocks prescribes a wide 
variety of rt'-n^rds and limitations governing the handling of 
such specialized matters a « the painting of buildings, the 
operation of motor vehicle pools, n the maintenance -f 
Public quarter^. Ithough many of three instructions do not 
pertain directly to the a dmini'-tr - tion of r unh~, to the extent 
that they indicate wh t work m y or may not be properly under- 
taken, they have t strong influence on the rublio »,orke 
f f 1 e e r * ^ fin n^Pl pl'-nninr. It i^ not unum 1 for the public 
Work” 'fflcer to find himself in the mi.i le , so to spe-k, 
b- tween the policies ef the Bur« of Y T 'C n-d r 'ock c , • nd the 
ie sires f his Commanding Officer. high egree of 1 ct is 
often cequiro -5 if the public dorks officer i to v aid the un- 
happy r le of obstructionist in such situ lions. 



^Unite d rtat.-e Na vy oeg ulationr . 1048, Ha. 4, sec. 8, 
p. 51, defines the technical control "of this Bureau in part os 

follows: 

"The Bureau of Yards and T'orkfl sir'll exercise 
technic' 1 control o^ the following: 

1. The alteration, repair n upkeep of public 
works and public utilities; m • the oper ting stand- 
ards ' n procedure® pertaining thereto. 

2. ,q n i upkeep of, r n’ operating at’ rid- 
ards and pros? lures for, construetlon, tr nsport - 
tlon, e n fl‘ weight hondlin equipment, except M- rine 

?9iP?on«?oP€B l 5Wifi«r r 8BfP?G n %f' ,0 ?W?d" f,r 
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e r Jrr5 normally allocate* t, the Public Vorkc 
Officer by the commanding "'ffierr either in the form of *»llot- 
ffiente for* rprrif ic projects, or ao a potion or segment of the 
station* r maintenance and operating allotment. At stations 
operating under f.h-~ Nov 4 ’! In !ur trial un ' , r-p* r-i- 1 procedures 
are employe* but th«re ore considered bey on ’ the scope of this 
study. The public Works 'if ■''leer is h^l 1 responsible for the 
proper administr 4- * tlon of these funic, but the authority, granted 
him is largely dependent upon the a •nn'-r in which the r otrun ris- 
ing f^ic-'r con^uctc hie- off-ire, .Edition lly, the reputation 
of the ’Vportment and the extent to which the Public Works 
Officer enjoys th r confidence of th-- ''arm n ing lf f iccr 're 
import nt f' ctorc. ‘'one ■’’omacn ling "•fficer- r pp 4 - rrntly 
operate in accordance with the philosophy utlined by '"taestcr 
J, Born- r 11 , former Vie-c president o" the New Jersey Bell 
Telephone '’o., who observed in discussing th executive process 
th t, "Mot t moke lecl^ions that others ehoul’ moke in to 
preserve m' role, t develop compet-nc- , t ix rerpon- ibility , 

, g 

enl to preserve auth ritv. However, m^ny Public forks 
■df ficere • r*p ~rt*n require-’ t> bt' in ore vale -t various 
stages, muet Justify their port ecti n-, n-- In gener- 1 find 

their per*- tl nr subject t close control by the foramen ding 

tfflerr-. 6 

g 

p hrrt n r J. Barnard : The Fu ncti -n • n t h xec utlve 

(^ambri ^ge, Mace,, Harvard University r v 195X7, p. 1">5. 

C\ 

Newnr n, op. c It . , p. 1 1 , h o ob erv r th') t there is a 
tendency to war \ closer control o p rubor- in tec in governmental 
opera tl n" than in private businers: "it a y be n t<~ 1 in p- rr- 

lng th' t t hr publle administrator i'- in rome-wh' t ifferent 
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**n . r* ont ' t 

position bee- u**- n ) unlike the bursin -scmon hr is presume* to. 
h vr only thr • uthorlty that h r b-cn explicitly gr ntoe to 
him, r nl b) the prrvonivr influence (pvernnKntol ortion, 
along with public Insistence* on cqu lit/ in treatment of 
Individuals creates a much greater reluct' nee to ?r legate leg- 1 
*»uth rity to th oor in lower echelons. * 



r HApT III 



The n olc' f the Compt* oiler 
General , — 1 though the title o: Comptroller ban been 
used in th** Navy for only a few yea***’ } the b' sir functions of 
comptroller** hip ore prob”bly or ol ■ as the Navy Itself. At 
the station level, the comptroller chip functions in th~ past 
h">ve beep perform-^ by the comra^n ! in'“ T fleer, the °upply rtt 
c iec 1 f fleer, *■ n* in v Tying Vgrere by • 11 of thr oth-r 
drp rtraentc. As o specific billet f.h- comptroller ie - n~w- 
e rae*-, but much of what he <*ocr ir neither new nor • ; 'i r ferrnt. 

coTTiot ro l l orehln In I ntustey . — T un^erst/ml better the 

role of the comptroller in the Navy it i" helpful t review 

briefly hie counterpart in private industry. s in th- case 

of the military comptroller, the controller, op, he is m re 

often collet In private bu-in-op, in rr 1 tively rce nt 

arrive 1 on the bu"in~r' m-m ‘ge ra «nt 1 though his b eie 

cunctl n~ h" ve long been per forme * . ’ . . n^erron, c on troller 

of th- Ken' •'ll '"omp-ny, nt on- of th- fir-t irrn to pull 

tog-ther the rubjert in textbook for®, m kee this summary of 

the e^-ipe -f comptroller chip : 

...It c’ n be d*f In • very b' 1 ‘ly e th '’unction rmbr' c- 
ing the re~-r?lnc r, ri? utilisation • > r 11 /f th r p r ’•'tinent 
f«ctr bout the bu-in cc, for the pu po: ; of (1) protect- 
ing th- ^' > t r of the burin - : , ■ 2 ) comply in’ with leg l 
reeore’-ke plnr n* reporting require® ntr, n (3) corn- 
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tnunlc tins to the -gemr nt in'-orm- 1 ion which will 
assist in pi lining -ml control o f ‘ operations. 

The Controllers Institute of m-ric , n organiz tion de^ic te<? 

to the prom" tins f the ooraptrolZ-rshlp concept In busin-c 0 , h 

catalogue? seventeen ,,r utiep of h r on t r?l 1 r, cert in of which 

ore quote'? below: 



2. The pr'-par' tlon 'n? interpret tion of the 
financial gt”teaents -n' reports >f the ("xr-por tion? 3 . 



8. The preparation an* Interpret tl n of 11 ctatlo- 
tie 1 records - 'ni report? of th- cor "’■’•■ti n. 

9. The preps r- lion, or budget ’ir-cf or, in c n Junc- 

tion with other officers an? -^p rtment V'-do, of ' n 
-nnu 1 bu 1 get coverin'" oil •rtivi-i s *' the ^ ?rp-r*- 
ti~n, for submission to the B f5 r 1 o‘" s i rector a prior 
to the brginnin" of the fisc 1 '! y r. uth jrity 

of the controller, with respect t; the veto of com- 
mitments or expenditures not authorize by the budget, 
sir'll, from time to time, be fixe-i by the Board, of 



12, The miinten nee -,f Mequ-te r e,-v.,- r 0 c uthorized 
ppropri tions n’ the letrrmin ti n th t 11 rums o<- 
ppn'^ ■ pueetr nt thereto "re p^op'rly r r-c 'un f "i for.^ 

r ''rom this beo'r 1 outline o r fun"ti r >ne it ir apparent th t the 
objective o r the controllers Institute -f meeir is to h ! ve 
the c n tr Her perform duties c nai ’<•»■ bly b^yon the n rirr 1 
scone r ' .or untincr an? the msintn >f hist ric 1 rec >r 

Kr. Jasee l. Peirce » probably the m >st effective spoke earn for 
the controllers Institute, cc er f - h,h r; hi' 7 r, uam-ry of the 
function of comptroller ’hip is a r ollowr* 



J 

'avi 1 r . nder'on, Pr 1 cf je 1 "ontrollrr^hlp ( r hic ,ttoi 

Richard Irwin, In-., 1949”), P* 17« 

2 Ibid . , p. 3. 
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...The practice of controller cT hip i c th exorcise by 
a trained mini of thr techniques f " oentr •'1 . ♦ . . In our 
own -pecla 1 rensc th'- w rd "c ,ntr^l“ Ir yr Includes 
thr''* c orupon^nt proc^se . ±he fir- at is the • '.'option 
n pl*<n. The seoonl ic rep Hing o r octu 1 p^r- 
/v rn nor , The third is rmklng ' , eei*tonr r >ni t' king 
acti n. 

*r., in perus-1 of *v liable liter 1 - tu^o on the subject, 
anl from the comments m r '-]e by nuaorou r epr*e s en t a tiv eg of 
in lu bl -1 concerns t the rur^-nt gr up attending the N"vy 
O’" unte r onjpt.”ollerehip Pr .. gr'm t .Th* 3-c . rge If 1 - shlngton 
University, It would appear that there exists wide vori’ ti >n 
in or -pe of *utie« per forme 1 by per^onn^l in private industry 
who bear the title r ;ntrolle>* or ('otnpte Her. omr perform 
essentially accounting *un r, tlonn with minimum of interpre- 
tive w ’ -v, where e there sppe- - t c b n o' l rang* 1 a -re 

in keeping with Mr. Pierre * c ,noepl e ^ntrol. 

Comp t roller ship In the Ilivy . — u-eu nt to Public L w 
216, approved 10 uguat 1 A?, which omen's-'' the N' timl 
e ccurlty ' r* of 1947* the Secret o^y of the Navy iceuc? instrue- 
tionn c *ne orning c ooptr ollerehip within th Novy, portion of 
which is quot'd or follows; 

• B' -is cpnc rpt. loot of the eompf roller- •'‘unctions 
b^in** per^orme-* in voryln deg sec in 11 N vy 
bur~’'ur ^nl field r etlvitlcc. The n*w elrra ntr intro- 
duce! by th ' concept, o r comp troll r^hip s it is 
pr et. ice-l in the 'Vportm nt >f th * 1 IT vy r<- : 

1. mphr rising th* oonrtru-'tiv opcctr of 
repey, ting one lysis an 1 int*eo--,rt tlve r unctions 
%s distinct from the purely re* » line functions. 



3 

'Jamer L. Peirce, "ontrollc rshin '-nd Accounting: 
contrast, The con troller (Voi. K V I, September 1953), p. All. 
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2. Improving bu f '-rmul tionr end r-xeruii >n 
through the colleeti n ” , nd utilltotl on of account- 
ing r nt program f at 11 r-g nizatl-n 1 levels. 

3. '"oord ins ting ’ni integrating the several e mp- 
to'oll'-r functions to provide c onelaely t > the 
r omnan^ ln~ fficre the b ’Sir a>« to essepti tl f or ^ 
efficient, economic l, • n’ effective m- n f g* m«nt. 

As or November 1953 Comptroller org- nlzati on* hove been 
rat.oblirhe ; at 93 n vol comma n °n ! m j ■ r "h activities, 

"nd six sdditi nol arc in the prices'- >f inetolloti n. 

r 

cc r- 1 Inf? t. thtf deputy '’•oinpt roller f the Navy , In 

pr vi'ing for the establishment of comptroller org' nlzations 

at individual etati'ns, it was considered essential to adhere 

to the traditional principle whereby + he r orrtmon s lng Officer 

receiven all f th r money allotted to a station, ant is fully 

reap -nelble e-r its proper use. The r omptr Her is a staff 

assistant t ' th-** r ommaniing ‘"fficer, specifl lly : 

The comptroller must provide tc^Sinl 1 guidance 
^n* direction to the con ; uct rpr'-ifir ect-r'illpf- 
tion systems In the areas f budget formulation n 3 
ere cut i n, prorroa an lysis, ' cc Hinting, rr’ pr grece 
repo^tc an 1 statistics. The fully c or inated staff 
service pr vl d«d by the c Tapt roller nhoul relieve the 
c mm an ing officer of much th bu rn f A et' ilea 
cart e flection, coordination, n’ r n ly-lr. When 
p-caper-ly performed, comptroller ship will enable the 
'"omcr n ’in-- 'fficer to op end more of hi • time in the 
are- *• ■ f> policy formulation, decision, an pr • grain 
di'-eet ion. 7 



} feeNav Instruction 5400.4, st 'blljshme nt of 
ler o vq' nlsatlonc in b urn * up, he^d, quarters, . offjLc-r s x 
nctivitiefl o f tjiff Navy and jj te rl ns /'*:< r p s (18 November 



comotrol- 
>nd “field 

1953), ?. 1. 



''List of Field Activities with 9°3f>trolXer rganlza- 
tl nr . rfice Comptroller c.f*thc Havy, ' te" 15 " May 1955. 

(As of 10 H v ember 1955 this list was checked and faun:! to be 
coreect) . 

^Ad drees by ^ATM W. r le.xton, U^N, tr the Navy Graiu- 
ate r 'omptr>ollerrhip ela e° , The George Washington University, 

6 et bee 1 55. 

^ 'eeflav Instruction 5400.4, bp. clt. 
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The Comptroller of the navy exerciser technical or 
functional control over the functions of the comptroller or- 
gonizationr at navd activities in somewhat the same ramner 
as the Bureau of Yar^o and r ocks pr vi Vo technical guidance 
to the Public Works department. The Comptroller of th Navy 
pre ccrib^c in detail procedures to be uoc for bu’grtlng, 
accounting, auditing, M nd statistic 1 ropy ting; the station 
Comptroller is require! t adhere t these Instructions. 



et'-ff /'ole of t he c o m ptr 'H er . — In dismissing the- role 
•of th*'- comptroller at a chore station. Admiral "•l cm one 
eta t«c nr foil own* 



The nearest r n logy, ml me that X h ; ve urel 
frequently in fixing th« position of the -omptroller 
relative t^ common', i- that of tty relationship of 
the n vigator ani the captain. The n vig tor Icy a 
1 ,wn the r .urscs that will keep the ship deer of 
the rocks me r.hrlc while proccoding to its deotin- 
atl-n; he stud**? the effects of currents; he main- 



t -ine <?n ' P' ue’te kn )Wledgr o' its pr 
the- oasrsgp, warns of its Vyiatim- 
to the captain necc«sn v 'y changes ,)T 
e 1- -toee the " -'taot r oil er 1 J O WH 



•-•"pcfl luring 
n ■ recommends 
U" 8 P and speed . 
the so r e course 



' local p li y, c onstantly ch^-'k® It® dnmd 1 
p rition ml give? timely warning ppr a hing 
•!* 0 iflrnrl' , p. But th- r 'capt 1 ' 11" ‘ -s net eh mg 

th- ice o l policy without rpp* sv 1 common 5 any 
more than th* navigator changer th*- r, -arei o f ‘ th 



chip without th* appr v 1 o " the "ptoin. 



8 



In this re'-pret he occupier ■-> p -it ion similar t that of his 
counterpart In private industry. In b*th oilitHry «n? business 
org nl.v ti nr , ''in nd 1 nr.tW'p have assume such degree of 
imp t n»‘f -n - ' 1 cmplerity that the top -rr-utive requires 

• 'pec V li ze d a 3 >- iotanr c , 



rr by "'■ear Admiral m A. Solomons, UCN, TVputy 
'"omptr lire >f the Navy, to th* Nov 1 A r ar r /Liege, Newport, 
"h od e Iolon'*, 16 n ebrua^y 19$4. 
















VP * >u* * •* 

mm §- * m *9** m • 'O '* m gipiui* i 
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From the extensive literature on the subject, it would 
appear that the staff concept, and particularly the rel tion- 
s'aip between the staff officer and the line executive, has 
been the .subject of considerable stu^y. In discussing the 
problems involved in the us r of staffs, Albert Lepawski, 
Professor of Public Administration at the University of 
Alabama, has observed that: "...the development of the staff 

idea as differentiated from line activity has been called 
'the chief element of pr gress that we h've made in the 
science of management during th~ last 3,000 years.'" ^ Although 
th*~ military is credited with the perfection of the staff type 
of organization, many of the fundamental difficulties and 
problems concerned with its use remain to be coped with. An 
executive of McKinsey ^nd fo., one of the country's foremost 
management consulting firms, has observed* 

"re the d istin ct ions betwee n lin r n • function 1 
authorit y and staff work re cogni zed ? As we all know, 
line authority says d . functional authority says 
when you *o it, do it this way , and staff is purely 
advisory and has not authority. When functional o n d 
staff executives p orgct th<~ limitations of their 
authority and start 
th« trouble begins.^- 

In discussing the complex relationships within the organiza- 
tion resulting from the use of staff gr ups, particularly as 



o 

lbert Lepawski, A dmin i st r .a t i on : T he rt nd Science 

of 'rg inizatio n -a nd Management TNew York: Alfred A. Knop " , 

1949f» p. 2B9, quoting 3dgar W. Smith " “xecutive Responsibi- 
lity," The °ocietv for the dvanceraent yf Managem nt Journal 
(January 1938), "p . 32 7 

^ during W. Reilley, "Sound Organization - Key at of 

Man gement development," The fevelopmc-nt o f xe cutlve T' l e nt, 
ed. M. J. Fooher an 1 V. Marquis, (New York: American Manage- 

ment tsrr iation, 1952), p. 45. 



living orders out of their domain. 
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regards the heads of operating departments, Newman has also 
pointed outj 

In addition, many people have a psychological 
resentment to receivin'' instructions and being 
checked up on, particularly b? an Individual whom 

they do not regard as a superior. This makes the 
effective functioning of the staff assistant an 
even more delicate matter. Therefore, valuable as 
a staff may be, it should be used only when simple 
delegation docs not fit the situation. ^ 

uthorlty and Influence of the -onrotrollor. --Because 
of the complexities inherent in the staff concept, it can be 
expected that there will b« little uniformity in the stature 
an 4 * influence of station Comptrollers. s in the case of the 
authority of th~ Public Works Officer, the Comptroller's in- 
fluence will in large measure depend upon th^ personality «nd 
inclinations of the commanding officer, feme fomaanding 
Officers perform th" interpretive and planning port lone of 
comptroller ship thcms-lvcs, relegating the comptroller to the 
routine record keeping functions and compilation of data f r 
specie l studies, others are likely to confer upon the comp- 
troller a considerable amount f functional authority, and to 
lean heavily upon him for advice and guidance, fimilar varia- 
tions in outlook by top executives in private industry are 
apparent from the ilfferenees in the stature of the corpora- 
tion comptrollers and other officials who appeared before the 
Navy hrs ‘'uatc c om pi;,~ollershlp class. Here the distinctions 
arc more apparent because '-arh company has tailored its or- 
ganization to suit it* own situation, whereas in the Navy, the 
positl n o f * the Comptroller , as well as the Internal organiza- 
tion and functions of hie department, have been prescribed.* 

11 

Newman, op. clt .. p. 186. 




. 
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It appears? probable, however, that a? comptroller 
organisations mature within th rt Navy, the authority granted the 
Comptroller, an"’ hence his in^luen^e, will expand . The very 
fact- that the ’'oam-an^ing Officer ic required to insure com- 
pliance with an increasing number of instructions and direc- 
tive? issued by organizations exercising functional control 
precludes hie devoting a substantial portion of his time to 
the intricacies o r financial management • Indeed, this field 
has beeme so specialized and complex that unless th« Command- 
ing “fficcr has previously had occasion to have intimate con- 
tact with budgeting ~r statistical w **k, hr lc obliged to rely 
on the counsel and advice of the r o*ptroller. Additionally, 
tb* emphatic currently being placed in the ^ongresr on the 
effectiveness of the "omptrollershlp program within the 
department of n efenoe can be export o' 1 to keep attention 
focused on the activities of comptrollers at all levels. 



' , HAPT' t ? IV 



Potential Areas of’ ''on Hr t 

The foregoing discussion hoc outlined briefly the 
general role player* by both the Publl'* Works Officer and the 
Comptroller' «nd has ln'1 *.ted in general their relative posi- 
tions in th« typical station organisation. Although both per- 
form staff functions, for purposes >f this study the Public 
Works afficer Is considered primarily as the hear! of a large 
service department. In this capacity his relationship toward 
the comptroller is similar to that of any other line operating 
department head. However, as will bo pointed out subsequently, 
the c^ct th~t his organization is not an operating department 
In that it supports rather than actually performs th^ mission 
of the station, has n definite bearing on th~ stature of the 
Public Works office’*. 

As has been indicated, both of these officers are 

intimately concerned with financial raanag^m^nt. With rare ex- 
c*ptlonc, both work very closely with the r omm ending Officer, 
and both are concerned with work of a specialised nature, 
Wh'reae the Public Works Officer is a relatively well estab- 
lished institution, at most stations the billet of Comptroller 
has only b**en in use for two years or less, Th" average 
/ 'omptr oiler hae her ^iy hod an opportunity to get hio organiza- 
tion functioning; hio real influence is yet to be felt. How- 
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ever, it appears obvious that his functions will become in- 
creasingly important, since at the highest levels of govern- 
ment it is considered that improved economy an 5 efficiency 
can be attained by means of coraptrollerrhip. 

c taf f Relations hip. —Inasmuch as the Public Works 
Officer ie responsible for proper administration of the finan- 
cial, material, an'’ human resources entrusted to him, he must 
Inevitably perform many of the functions which are associated 
with the ^'lrll -y r c mptrollerehlp. Ho must plan for the 
future, must set standards for performance, an* must appraise 
results. If he is competent and has an adequate staff he may 
very naturally consider that interest by the comptroller in 
th«se arras constitutes an unnecessary intrusion into hi~> 
affairs a- well as a ne^ll^se duplication of effort. 

'“uch a situation is by no moans unique, in private 
business th" anomalous role of the comptroller vis-a-vis the 
heads o* operating departments ha a been recognised as a pos- 
sible source ^rlction. ^omm«nting on this potential trouble 
area with respect to th^ use of advisory and staff organisation 
Professors Gardner and Moore of the University of Hiicago have 
observed: ’’However valuable an l necessary they may be there- 

fore, th-y are not the ones who ultimately have the responsi- 
bility for getting the work out.’** Relationships can deter- 
iorate unless th^ ''omptroller is scrupulously careful to con- 
fln« himself to actions of an advisory nature. An impressive 

1 

B. B. Gardner and h« G. Moore, Human Relations in 
Ind ustry, (3rd v d., Homewood, Illlonisj '’l chard r> . Irwin, Inc., 

195577 P. 57. 
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body opinion has stressed the difficulties which result from a 
staff official exceeding hi Q authority. One student in the 
field of administration flatly states that; 11 The staff officer 



specifically* 

When the controller begins to dictate rather than 
advise, when he trl«s to convert linen of functional 
control into lines direct control, th^n he is rid- 
ing either toward a general manager •'hip or toward a 
sever* fall, an- 51 in a very great majority of such 
cases it, will be the latter. 

In commenting on how a staff official should conduct himself, 
Newman has recommended; 

In most cases the proposals ah mid Vs w nold“ to the 
operating executive; that is, they ch uld win bin volun- 
tary acceptance. 

Consequently the staff man Ghoul’’ be primarily con- 
cerned with achieving results, encouraging the operating 
executives to take credit for n*w ideas, letting facts 
speak for thsopclvoe , and holding himself always in the 

s merely assisting other indivld- 



be an officer with a background of line operating experience to 
whom the self-effacing role of staff advisor is new. The fact 
that, the- Navy is using line officers f-r comptrollcrchip 
billet- tonic- t' ac-entu'ite the inhe'-rnt difficulties involved 
in the process by which a staff official must attain his objec- 
tives . r ”' , "l3 problem lo v/ell summari?.*?* by Lepawsky: 



Harper Brothers, 1945)* p. ICS. 

Anderson, op. clt ., p. 20, quoting Arthur Anderson 
M A Public Acc ountant’ s View of the Controller,” T he Controller , 
January 1935. 



must be k^-pt in his place 



Anderson has put it more 




At the typical station, the comptroller is likely to 




4 , 



lewman, op. clt .. p. 190 
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Perhaps the main type of flexibility required 
of the staff man is the ability to comprehend the 
theory and practice of staff and line without per- 
mitting his hands to be tied by staff-and-line 
doctrine. For example, many military and civil 
adainist rations insist that a staff officer may 
recommend or request, but ho must never order or 
command. However, no staff man, general or special 
is doing his duty if he cannot deliver an order and 
make It stick. Moreover, the very first time a 
staff officer makes a recommendation to a line of- 
ficer which is not taken or is reversed, there the 
influence of that staff officer begins to wan©. 
Paradoxically, therefore the staff officer must 
learn to command by the power of his recommenda- 
tions, whether they take the form of service to c 
hls chief or requests to his chief's subordinates. 

This is not an easy task, and is especially difficult for an 

Individual accustomed to command. 



Technical Judgment .--The Public Works Officer may con- 
sider that his Judgment concerning requirements, and appraisal 
of results in the field of maintenance and construction, is 
superior to the Comptroller 's, and hence may fall to see how 
the latter can contribute to the management of this specialized 
operation. Furthermore, he may feel that because of hie train- 
ing and experience, an well as long association with the 
Bureau of Yards and Docks, he is in a better position to 
interpret the many instructions and limitations which govern 
the performance of public works functions. Much of the infor- 
mation disseminated to field activities by the Bureau of Yards 
and Docks is technical in nature, and implementation of 
specific programs requires the application of technical knowl- 
edge. 

^Lepawsky, on. clt .. pp. 310-311. 
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Differences of opinion are most likely to develop in 
the area of appraisal of the results of maintenance effort 
since reliable standards for performance are few. Although a 
concerted effort is being devoted to the establishment of suit- 
able yardsticks with which to measure the effectiveness of 
maintenance programs, there are numerous intangibles which 
complicate the problem, among which are: 

a) There are opportunities for disagreement con- 
cerning what constitutes an optimum standard of maintenance. 
Money is wasted by over -maintaining facilities. 

b) Pequlrements for maintenance vary extensively 
due to geographical location. 

c) The effects of insufficient maintenance often do 
not become apparent in many cases until substantial damage 
hag occurred. 

d) Much of the work is non-repet it ive and covers 
an extremely wide variety of operation??. 

The use of arbitrary standards by the Comptroller as a means of 
appraising the effectiveness of the Public Works Officer's 
maintenance program is likely to lead to erroneous conclusions. 
There Is obviously a place for such administrative devices as 
Work Measurement, but to the results of such approximate means 
of measuring performance must be added a full measure of good 
Judgment. Similarly, past performance as a yardstick should 
be used with great restraint. 




• 
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Application of Controls * --The Public Works Officer 
normally finis his authority to act limited by numerous 
restraints., and may well consider comp t rollers hip personified 
by the Comptroller as a device to further restrict hia author- 
ity. Because of its very nature the work of the Public Works 
Department Is subject to close scrutiny by both the Command- 
ing Officer and the heads of the departments it serves. As 
has been observed In the case of the service department in 
industry, the Public Works Department is generally considered 
to be subservient to the line organisation, and hence there la 
a tendency to review its work more critically. This, coupled 
with the fact that the Public Works Officer can never satisfy 
all of the demands for service which he receives, sometimes 
results in a tendency to find fault with the work of the Public 
Works Department. 

The many restrictions and limitations governing the 
actions of the Commanding Officer are not conducive to his 
granting broad authority to his subordinates, and because of 
the nature cf hi3 work, the Public Works Officer is likely to 
be severely limited. The arrival of the Comptroller on the 
scene can hardly be expected to reverse this trend; rather it 
is probable that the Comptroller will be used by the Command- 
ing Officer* to exercise additional controls. fhi3 process has 

6 

Gardner and Moore, op. clt . , p. 53. "The line organ- 
ization develops a special orientation toward the rest of the 
organization because of the nature of its activities. Perhaps 
this orientation can be described best by saying that employees 
in the line at all levels feel that they are ’doing all of the 
Important work' In the organization. " 
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"been well stated by Newman In discussing the establishment of 
staff groups* 

...in effect the principal executive first central- 
ised authority over such matters (thereby reducing 
the rrorogatlves of the operating executive) and 
then delegated functional authority to his special- 
ised assistants .7 



Thus, it can be expected that as time passes and the 
Commanding Officer comes to depend upon the Controller to a 
greater extent, the Public Works Officer v/Ill find his opera- 
tions subject to Increasing review. Hin request for funds 
will first have to be Justified to the Controller and his 
decisions questioned to a greater extent than previously. This 
creates a situation which requires delicate balance, for as has 
been observed: ''The morale of the organisation --the will of 

the peopl* to give their best--can bs seriously undermined If 
the human problems entailed In the building and daily use of 
controls are bungled."® Attitudes on the part of all three 
participants are important. James 1,. Peirce has aptly pointed 
this out in discussing the use of budgets as instruments of 
control ; 



'/hen the attitudes of people toward each other 
are generous, understanding, and based on mutual 
respect, any technique adopted by management to 
further effective performance la ant to be success- 
ful. 'When human attitudes are dominated by distrust, 
criticism, and recrimination, any technique designed 
to Improve performance Is likely to fall miserably.-' 



rj 

'Newman, on. nit .. p„ 194 ♦ 

P 

°T. F. Bradshaw and C. C. Hull, (e<2), fontrollerahlp i 
’odo m Ma nagement. (Chicago: Richard D. Irwin, Inc., 1949),' 

pTTS5. 

^James L. Peirce, "The Budget Becomes of Age," Harvard 
Business Review (Vol. 32, r^ay-June 1954), p. 59. 
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So much for the potential areas of conflict* Without 
attempting to elaborate from a negative point of view on the 
ill effects? of the establishment, of a comptroller organiza- 
tion* nuf 'iee it. to say that its introduction creates new 
problems which will require the 2-ublic '.Yorks Officer to 
reorient his thinking. 



CHAPTER V 



Areas of Mutual Interest 

Having indicated some of the problems which may develop 
when the Comptroller becomes fully established at the right 
hand of the Commanding Officer, let us examine the advantages 
to be derived from this new concept. Specifically, the Public 
Works Officer has ouch to gain from close collaboration with 
the Comptroller. 

The mere presence of the Comptroller at a naval acti- 
vity can be expected to have a salutary effect on all levels 
of supervision insofar as emphasis on economical operations Is 
concerned. In this respect he serves as a sort of catalyst; 
his very title suggests scrutiny of expenditures, and the 
functions prescribed for his organisation are such as to stimu- 
late attention by heads of operating departments to the finan- 
cial aspects of their work. Although the vast majority of 
naval officers and responsible civilian employees are well 
lntentioned, it is desirable to remind them frequently of their 
responsibilities in the field of efficient management, lest 
they be diverted from this objective by the operational aspects 
of their work. Additionally, the importance of this goal la 
such that the more people who devote their efforts to improve- 
ments in management, the better the chances of success. 
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Improved lannln* .— ■ -The Comptroller, because of this 
constant association with the over-all functions of the 
station, should be in a position to provide a considerable 
amount of information which would be helpful to the Public 
Works Officer in planning for the future. Of particular 
importance to the Public Works Officer are changes in levels 
of activity which have an effect on the workload of his ser- 
vice shops. In the past he has been obliged to accumulate 
such information on a piece meal basis; with the Comptroller 
in constant contact with the Bureaus and offices which provide 
the funds supporting the station's programs, more reliable 
information should be readily available with less effort on 
the part of the Public Works Officer. This is especially 
important in connection with the preparation of budget esti- 
mates, since a substantial portion of the Public Works 
Officer's needs for funds are related to the level of activity 
of other departments. 

Interpretation of Financial Instructions . --Although 
there are many limitations governing the work of his depart- 
ment which can best be interpreted by the Public Works 
Officer, the Comptroller may be of considerable assistance to 
him in interpreting the many regulations and instructions of a 
purely financial nature. The procedures for handling appro- 
priated funds have become so complicated, and changes are made 
so frequently that specialized knowledge of the details is 
essential. By virtue of his close contact with the Office of 






• • 

niMill— . • If* MM* 

■ ,j»n * <» Ti u 

. 

' 

. 






32 



the Navy Comptroller, as well ao the various Bureaus and 
Offices, the Comptroller should he In a position to give 
authoritative answers to many questions pertaining to the 
uce of funds. 

Management Assistance . --Pegardless of how well managed 
a Public Works Department may be, there are always opportuni- 
ties for improvement, and In this endeavor the Comptroller can 
be of assistance to the Public Works Officer. A 3 in the case 

| 

of the head of any operating department, the Public Works 
Officer is often preoccupied with problems which are far 
afield from management. This Is particularly true of engineer- 
ing projects which have a strong appeal for the officer whose 
training and inclinations are along technical lines. The 
Comptroller can serve to remind the Public Works Offloer that 
his primary duty is to be a manager; that he must leave the 
detailed engineering to his specialists and concern himself 
more with the administration of his department. As Barnard 
has observed: "Executive work is not that of the organist ion, 

but the specialized work of maintaining the organization in 
operation I"* 

In commenting upon the characteristics of service 
departments in private industry, Holden, Fish and Smith observ- 
ed in connection with the organization of a number of large 

corporations that: 

■^Barnard, op, clt .. p. 215. 
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Staff and service departments. .. find themselves 
in a difficult situation in many companies. Expected 
to undertake any service requested and always liable 
to criticism! as to speed and adequacy of performance, 
such agencies frequently feel constrained to main- 
tain an unjustifiably large organization, and to 
render an unnecessarily elaborate service in order 
to minimize such criticism. Their willingness to 
undertake Invites more which in turn requires in- 
creased personnel. On the other hand, they are crit- 
icized for their tendency to expand and for the 
greater cost of their department operation.* 2 

Whereas this admonishment is not entirely applicable to the 
average Public Works Department , it is important that the 
Public Works Officer keep his functions in proper perspective. 
In his zeal to do a good Job and to provide as many of the 
services requested of him an possible, he may unwittingly per- 
mit the scope of his activities to expand out of proportion to 
absolute necessities. The Comptroller should be of assistance 
to him in this regard; by tactful questioning the need for 
additional personnel, as well as inquiring into the necessity 
for expanding specific functions, he will help the Public 
Works Officer to view his operations more objectively. 

More specifically, the Comptroller should be able to 
contribute to the effective management of the Public Works 
Department by furnishing timely reports on expenditures and 
obligations. Since the Comptroller’s attention is necessarily 
focused on management rather than the ra^re maintenance of 
historical reports, it can be expected that he will prepare his 
reports in such a manner as to make them effective instruments 
for control by the Public Works Officer. Too often in the 



2 Holden, 



Pish and 



Smith, 



on . o 1 1 ♦ , 



p. 175. 
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past unofficial records have had to be maintained in the 
Public Works Department because the periodic reports of the 
Supply and Fiscal Department were not designed for us® for 
departmental management purposes. This resulted in duplica- 
tion of effort, and required the Public forks Officer to use 
part of his limited personnel ceiling for record keeping, 
rather than for more essential purposes. 

fuoport of Public Works Programs. — Since the Comptroller 
spends most of his time in contemplation of the over-all fin- 
ancial situation at the station, he should be able to observe 
the performance of all departments impartially, and thus be of 
great assistance to the Commanding Officer in keeping the 
financial needs of the various departments in proper perspec- 
tive. His intimate association with the finances of all of 
the departments will assist the Commanding Officer in avoid- 
ing snap decisions result ing from fragmentary consideration of 
the factors involved. It is the Public Works Officer’s mis- 
fortune to often be in a defensive position, since the natural 
inclination on the part of many Commanding Officers is to make 
close decisions in favor of the heads of their lino operating 
departments. In the inevitable eomrjetition for allocation of 
funds or personnel, the persuasive operating department head 
is likely to get more than his proper share, often at the ex- 
pense of the 1'ubllc Works Department. Unless the Comptroller 
is prejudiced, his presentation of factual data on performance 
should be helpful to the Public Works Officer in justifying 
his requirements. 
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In periods such as the present, when strong emphasis 
Is being placed on retrenchment and reappraisal of functions 
and missions, it Is particularly Important that existing 
facilities receive essential maintenance, however, It lo 
sometimes difficult for the Public works Officer to concen- 
trate his trimring to the scope of his service functions, keep- 
ing his maintenance effort at an adequate level. The services 
rendered by his department are such that people are often 
reluctant to have them curtailed, and all too often mainten- 
ance Items must be deferred in deference to such marginal Jobs 
aa Janitorial services, redecoration and refurnishing public 
quartern, painting for appearances, ani care of flower beds 
and shrubs. If he persists in urging the curtailment of ser- 
vices, the Public Works Officer may find himself labeled as an 
obstructionist, and unless he is extremely tactful he may find 
himself looked upon with disfavor by his colleagues in other 
departments. 

Working closely with the Comptroller, the Public Works 
Officer should be able to so arrange his budgeting and records 
of expenditures as to distinguish between true maintenance 
work and effort which does not contribute directly to the 
preservation of the existing facilities. Farther, the Public 
Works Officer should be in a position to gain the support of 
the Comptroller in placing sufficient emphasis on maintenance 
in the station 1 s financial plans and eliminating nonesaential 
Jobs. Since he is an impartial observer, it is unlikely that 
partisan interests would be attributed to the Comptroller, 
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whereas the oppoelV is often the ease with the Public Works 
Officer. Also, as regards projects which the Public Works 
Officer considers to be Improper, the Commanding Officer is 
more likely to heed the warnings of the Comptroller concerning 
propriety of expenditures, since one of the latter's important 
functions is to keen him out of trouble. 

At some stations, functions, which normally are 
assigned to the lublic Works Department, have by custom been 
performed by line operating depart, eot.s. In many instances 
such arrangements are perfectly satisfactory, but often they 
result in needless duplication. Tn.lo lo oartioularly true of 
email carpenter shops, and departmental maintenance forces 
which compete with the : ubllc Works Department. Also it is 
not uncommon to find such personnel as Janitors, chauffeurs, 
and equipment operators assigned to operating departments when 
economies in manpower could be effected by working them from 
a central labor pool in the Public Torkn Department. 3y vir- 
tue of his impartial position, the Comptroller can be of 
assistance in correcting such situations, whereas the Public 
Works Officer often finds himself accuse^ of "empire building" 
if he suggests centralizing such functions in his department. 
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chapter VI 



CONCLUSION 

In the foregoing discussion I have attempted to demon- 
strate by means of a review of certain of the basic functions 
of both the Comptroller and the Public Works Officer, the fact 
that there are benefits to be derived as well as trouble areas 
to be avoided as a result of the establishment of a comptrol- 
lershlp organization at the typical naval installation. The 
Public Works Officer has been briefly portrayed as the head 
of a large auxiliary or service department whose mission is 
complicated by a wide variety of functional controls promul- 
gated by higher levels, and whose effectiveness is difficult 
to measure. The Comptroller's primary function is to assist 
the Commanding Officer in improving the efficiency and economy 
of the station's over-all operations, primarily by means of 
improved financial management, and as a corollary, by the 
application of more effective controls. Insofar as Public 
Works functions are concerned, both the Public Works Officer 
and the Comptroller are concerned with improving the effec- 
tiveness of the management of the Public Works Department. 

Although the Comptroller's interest in the internal 
affairs of the Public Works Department does not differ materi- 
ally from bis preoccupation with the effectiveness of the 
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financial management of any other department, the singular role 
of the Public Works Officer has necessitated that the latter 
devote a substantial portion of his efforts in the past to 
functions which are essentially those of comptrollershlp. Un- 
like many of his colleagues who head operating departments, the 
Public Works officer almost invariably works In an atmosphere 
of scarcities; there is never enough money to permit him to 
accomplish the things he feels are necessary. Traditionally 
it has been necessary for him to improvise, to cut corners, to 
Juggle priorities, and to use every device available to get the 
moot from his dollars. Thus, to some extent, the Comptroller’s 
efforts constitute a duplication of the work which the Public 
Works Officer has been performing. 

Experience in private industry indicates the importance 
of human relations in the exercise of control through the use 
of staff groups, Gardner and Moore, who made extensive studies 
of human relations problems in business, have made this sig- 
nificant observation: 

In our extensive survey of organisation, we very 
quickly learned that an evaluation of the relations of 
top level personnel was a necessary first step in under- 
standing the relations existing in the rest of the organ- 
isation, If there was a well integrated work team among 
top executives in the organization, we usually found that 
whatever problems did exist in the organization were 
localised in nature. However when difficulties were 
occurring at the very top of the organization, the prob- 
lems throughout thr rest 
generalized, widespread, 

Gardner and Moore, 



of the organization were 
and serious . 1 



op, clt ., p. 395. 
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An impressive body of opinion has stressed the delicate nature 
of the role of the staff group, the pitfalls along the way to 
its functioning effectively, and the deleterious effects on the 
moral© of the organization which can result from misapplication 
of the staff principle and of functional controls. 

As in the business corporation, appreciation by the 
individuals concerned of the essentiality of good human rela- 
tions is Important at any naval station, and particularly so 
as regards the functions of the Comptroller. If he falls to 
exercise restraint in his dealings with heads of operating 
departments, if he is inclined to be too aggressive, friction is 
certain to develop. To the extent that such actions are not 
curbed by the Commanding Officer, a serious situation can re- 
sult. Specifically, as regards the Public Works Officer, such 
an unfortunate combination of circumstances can cause deter- 
ioration of the moral© and initiative of his department. If, 
on the other hand, the Public Works Officer takes a hostile 
view of the Comptroller’s functions, he places himself in the 
untenable position of opposing the currently accepted rout© 
toward better management, and eliminates the many possibilities 
of support and assistance which he could otherwise derive from 
collaboration. Although it is a natural reaction on the part 
of individuals to resent being controlled, if the Public Works 
Officer can view controls as tools with which he can improve 
his own performance, a formidable obstacle in the path of co- 
operation with the Comptroller will have been surmounted. 
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With a proper approach on the part of "both the Public 
Works Officer and the Comptroller, tbe evolution of comptroller- 
ship can assist the Public Works Officer to do his Job more 
effectively. With much of the burden of interpreting instruc- 
tions pertaining to the use of appropriated funds and of analysis 
of reports of past and current operations shifted to the 
Comptroller *s organization, the Public Works Officer should 
have more time to devote to planning and appraisal of his 
operations. Additionally, to the extent that he can make an 
ally of the Comptroller, he should be able to gain strong sup- 
port for his programs, particularly as regards obtaining ade- 
quate funds for essential maintenance. 

With expenditures for Defense currently exceeding by 
far an other Federal outlays, the need for economy and 
efficiency at all levels is being stressed with increasing 
vigor. Gomptrollership is one of the important means by which 
it is hoped that this goal can be attained. The term is an 
unfamiliar one to many, and undoubtedly the period of installa- 
tion of comptroller organizations will not be without diffi- 
culties. However, with cooperation and understanding, comp- 
trollerebip should prove to be a,n effective technique for 
improving the effectiveness of management within the Navy. 
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